Throughout 2012-15 several actors were advocating that culture be explicitly integrated within the post-2015 UN development agenda. My article offers an anatomy of the recent international mobilisation in order to understand the cleavages and the contrasting visions. In doing so, it seeks to analyse the policy process through which the agenda is made, why and how a critical mass of actors is attempting to embrace the inclusion of culture in the post-2015 agenda and the political reactions vis-à-vis this mobilisation. The article argues, on the one hand, that the promotion of culture in the post-2015 agenda is largely based on UNESCO's will to advance its policy agenda and enhance its position within the UN system and, on the other hand, that this mobilisation lacks political support from the most influential governments; therefore its chances of success are more than contingent.
Throughout 2012-15 the United Nations political arena was strongly dominated by the international debate on the post-2015 agenda on the Sustainable Development Goals (SDGs), replacing the Millennium Development Goals (MDGs). 1 At this time several actors were advocating that culture should play an essential role in the social, environmental and economic development pillars of sustainable development, and therefore should be explicitly integrated within the post-2015 development agenda. 2 In the context of the thematic debate on 'Culture and Development' held at the UN General Assembly in 2013, the United Nations Educational, Scientific and Cultural Organization (UNESCO) Director-General, Irina Bokova, emphasised: 'We need to fully acknowledge the power of culture, as we shape a new global agenda to follow 2015. No society can flourish without culture and there can be no sustainable development without it.' 3 *Email: antonios.vlassis@gmail.com A recently growing body of academic research examines various aspects of the link between culture and development, offering useful insights on the legal features of international cultural cooperation on development, 4 the sociological and anthropological implications of culture in development, 5 the impact of culture on national and regional development policies, 6 and on the place of culture in the EU's development policy. 7 On the other hand, recent research has not sufficiently explored the political aspects of the link between culture and development within the global governance of culture, and the main cleavages shaping policy outcomes. As such, my article offers an anatomy of the recent international mobilisation regarding the inclusion of culture within the future UN development agenda and attempts to understand the power asymmetries and contrasting visions among the actors involved. 8 In doing so, it is mainly concerned with empirically analysing the policy process through which the agenda is made, 9 why and how a critical mass of actors aims to embrace the inclusion of culture in the post-2015 agenda, as well as political reactions to this mobilisation.
Based on document analysis and on semi-structured interviews with many of the actors involved (high-ranking officials in UN agencies and national governments, cultural nongovernmental organisations), the article will address this issue in three steps. First, it highlights the interests and the strategies of UNESCO, which is considered a norm entrepreneur for the inclusion of culture in the development agenda. Second, it seeks to tease out the rise of a global coalition of actors sharing UNESCO's particular view on the link between culture and the SDGs. Third, it focuses on the resistance and reluctance of certain European and North American countries, which are regarded as a political obstacle towards this mobilisation.
International organisations as norm entrepreneur: UNESCO and the 'culture-development' link Since the 1980s UNESCO -the only UN agency with a mandate in cultural affairs -has sought to feed the international debate on the links between culture and development. 10 First, I aim to distinguish two periods of this debate: before and after the adoption of the 2003 Convention for the Safeguarding of Intangible Cultural Heritage (CICH) and the 2005 Convention on the Protection and Promotion of the Diversity of Cultural Expressions (CDCE), representing UNESCO's important normative advance in cultural affairs. Second, I seek to emphasise UNESCO's actions in favour of the inclusion of culture in the future UN development agenda.
Multilateral debate without a concrete framework Between 1980 and 1990 four UNESCO initiatives related to the link between culture and development took place: (1) the World Conference on Cultural Policies (Mondiacult), held in Mexico from 26 July to 6 August 1982 and attended by 960 participants from 126 states; (2) the 'World Decade for Cultural Development' (1988-97) , the most tangible result of the Mondiacult conference's effort to place culture at the heart of development; (3) the report Our Creative Diversity, elaborated by the World Commission on Culture and Development and published in 1995; and (4) the Stockholm Intergovernmental Conference on Cultural Policies for Development, entitled 'The Power of Culture' and held in 1998. These initiatives -based on UN debates on an alternative conception of development beyond its economic aspects, on the first publication of the Human Development Report in 1990 and on the Brundtland Report Our Common Future (1987) , which focused on the concept of sustainable development -sought to integrate the cultural dimension into national and regional development policies. However, they did not advance far enough towards more prescriptive actions. The debates were thus limited to broad moral commitments, with no establishment of institutional mechanisms. In this sense, even if progress had been achieved, 'an overarching standard-setting framework and demonstration tools were nevertheless lacking'.
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The normative recognition of culture in development policies The adoption of the CSIH and the CDCE was a major step towards the normative and institutional recognition of the importance of culture in development policies. Both these international legal instruments focus on specific aspects of cultural diversity: the 2003 Convention deals with the safeguarding of intangible cultural heritage, meaning 'the practices, representations, expressions, knowledge, skills that communities, groups and, in some cases, individuals recognize as part of their cultural heritage', while the objective of the 2005 Convention consists of protecting and promoting the diversity of cultural expressions and it deals especially with the cultural goods and services produced and distributed by cultural industries. More specifically, as regards the CDCE, even though the main interest of its promoters, such as the French and Canadian governments, was to regulate the interface between 'trade and culture' and to offer an international culture-driven response to bilateral and multilateral trade agreements, 12 the CDCE was the first multilateral legal instrument to include concrete provisions for the link between culture and development. 13 The CDCE stipulates the integration of cultural industries into sustainable development (Article 13), 14 and it aims to strengthen international cultural cooperation through various tools, such as expert and information exchange among the Parties (articles 9 and 19), collaborative arrangements (article 15), preferential treatment for developing countries (Article 16) and the setting up of an International Fund for Cultural Diversity (IFCD), a multi-donor voluntary fund established under Article 18. Between 2010 and 2015 the IFCD has supported 78 projects in 48 developing countries; the contributions received amount to US$7.3 million. 15 As a result of the CDCE's implementation, UNESCO has established two collaborative arrangements for the more dynamic inclusion of the cultural dimension in national development policies. First, in 2010 UNESCO and the European Commission adopted the first international project to make the CDCE operational at the country level, highlighting the emergence of a transnational partnership for the implementation of international norms. As such, they created an expert facility project, funded by the EU, in order to implement the CDCE through the strengthening of the system of governance for cultural industries in developing countries. In this respect the UNESCO-EU project has allocated €1.2 million to create a pool of 30 experts in public policy for cultural industries. Thirteen technical assistance missions were put in place in order to transfer knowledge and know-how to countries in Africa (Burkina Faso, Democratic Republic of the Congo, Kenya, Malawi, Mauritius, Seychelles, Niger), Latin America (Argentina, Honduras), Asia (Vietnam, Cambodia) and the Caribbean (Barbados, Haiti).
Second, from 2009 to 2013 UNESCO developed 'Culture for Development Indicators' (CDIS) with the financial support of the Spanish Agency of International Cooperation for Development (AECID). CDIS is a policy tool for highlighting the contribution of culture in the development process and for demonstrating its policy impact at the national level through 22 indicators. The scope was to analyse the role of the link between culture and development in seven policy dimensions: economy, education, governance, social participation, gender equality, communication and heritage. 'UNESCO and the Spanish programme sought to prove the input of culture for development. In fact, UNESCO has succeeded in measuring the importance of culture and to persuade many member states of the organisation.'
16 The CDIS has been tested and implemented in 11 countries: four in Latin America (Uruguay, Peru, Equador, Colombia), four in Africa (Burkina Faso, Ghana, Namibia, Swaziland), two in Asia (Vietnam, Cambodia), and one in Europe (Bosnia and Herzegovina).
Culture in the post-2015 development agenda: a political opportunity for UNESCO UNESCO has recently been acting as a 'norm entrepreneur', 17 and it is mobilising resources for including culture among the SDGs of the post-2015 agenda. It seeks to generate new notions about appropriate behaviour on international development aid, persuading a critical body of actors to adopt and promote the new principled idea. The reasons behind UNESCO norm entrepreneurship are related more to the particular interests and ambitions of the UNESCO secretariat than to external political pressure from the member states of the organisation. 18 First, it should be noted that the UNESCO secretariat is seeking to promote the normative framework of the organisation on cultural affairs, and especially three multilateral legal instruments, the 2005 CDCE, the 2003 CICH and the 1972 World Cultural Heritage Convention. The aim of including culture in the UN development agenda is to ensure a prominent position for these conventions within the normative UN framework.
Second, UNESCO is in a difficult financial and budgetary situation today as a result of the suspension in late 2011 of US contributions, representing more than 20% of the UNESCO budget. 19 Moreover, a new audit report on UNESCO management, published in April 2013, pointed out that the reforms launched by the organisation before 2010 have been undertaken 'too slowly and inconsistently owing to a lack of strict governance' and that UNESCO suffers from 'ambiguous and therefore inefficient governance'. 20 The inclusion of culture among the SDGs would thus enhance UNESCO's position within the UN system, preventing its isolation, 21 and would also create more active policy synergies with other UN bodies and with the major actors in development funding, such as the World Bank and the EU. In this sense the inclusion of culture is aimed at stimulating the credibility of the organisation and ultimately at reinforcing its economic resources.
Third, and most importantly, the active involvement of the UNESCO secretariat in the current discussions on the future UN development agenda has been one of the main goals of the new UNESCO Director-General, Irina Bokova, who was elected in 2009. The inclusion of culture in the post-2015 agenda is strongly linked to Bokova's vision regarding the objectives of the organisation to play an essential and meaningful role within the UN system. In 2010 Bokova said: 'I wish UNESCO would take a better role and a better place in the UN system…it is at heart a very important turning point, with my new team, but also with the challenge of the MDGs to be dealt with by 2015'. 22 Thus, while there is no mention at all of the post-2015 agenda within the UNESCO 2008-13 Medium-term Strategy, the organisation's contribution to the building of the development agenda is becoming an important part of the 2014-21 Medium-term Strategy.
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As a result, under Bokova's stewardship, UNESCO has expanded its strategies for disseminating the new principled idea to a critical mass of actors and for making itself better positioned towards other UN bodies also suffering from institutional and budgetary pressure, in order to claim a prominent place within the SDGs. It has done so using the following means:
(1) The adoption by the UN General Assembly of two resolutions on 'Culture and sustainable development' with special reference to the inclusion of culture in the post-2015 agenda. 24 These resolutions were elaborated and proposed by the UNESCO secretariat and as a result of the intergovernmental negotiations in the UN Economic and Financial Committee (Second Committee); the UN General Assembly adopted them in December 2013 and 2014. (2 (4) The third and special edition of the report on the creative economy co-published by UNESCO and the United Nations Development Programme (UNDP) through the UN Office for South-South cooperation, focusing specifically on how the cultural and creative industries are at the core of local creative economies in developing countries. Most importantly, on the one hand, the 2008 and 2010 reports on the creative economy were the fruit of a collaboration led by the UNCTAD and the UNDP, paying special attention to the economic contribution of culture in development policies. This approach was influenced by UNCTAD, which is a more economy-driven organisation, favouring statistical data, and a less fieldbased UN agency. On the other hand, UNESCO and UNDP elaborated the 2013 report using an approach based on the qualitative evidence and the impact of culture at grassroots level. Bringing the intergovernmental factor back in Yet it is by no means clear that the future UN development agenda will explicitly incorporate culture. Two official UN reports -the proposal of the 30-member Open Working Group of the UN General Assembly on the SDGs and the synthesis report of the UN Secretary General -were published in September and December 2014, respectively, highlighting the future orientations of the post-2015 development agenda. Mentions of culture in the broadest sense in these documents are minor, whereas the cultural and creative industries are completely absent from them.
The recent reports do not entirely reflect the increasing international and transnational mobilisation and its ambitions. Obviously the inclusion of culture within the future UN development agenda faces a major political obstacle: the intergovernmental factor, namely the resistance and reluctance of the majority of European and North American governments, which are the major contributors to international development aid and the fundamental actors in agenda setting. It is illustrative that the special UN thematic debates on culture and development were marked by the quasi-absence of representatives from these countries. 'In New York, we meet a double reality. At the General Assembly, all the delegations are in favour of the inclusion of culture. Then, when we're going to deal with more concrete questions, culture is absent, the delegations don't care.'
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The reasons are multiple: some countries such as the USA have also been very reluctant to adopt the culture-driven multilateral legal instruments. The 2003 CICH has so far been ratified by 161 states and, by March 2015, 134 governments together with the EU had ratified the 2005 CDCE. However, the USA is not yet party to these conventions. More specifically, in the view of US administrations, the cultural industries have nothing to do with 'culture' and any financial and regulatory mechanism in this sector must be the least restrictive possible. In addition, since the early 1990s US administrations have been a proactive defender of the inclusion of cultural goods and services within the bilateral and multilateral free trade agreements.
34 Therefore, the inclusion of different aspects of culture, such as the cultural and creative industries, or of intangible cultural heritage within the development agenda is largely irrelevant, according to the Obama administration.
Most importantly, where countries such as Canada and Spain are concerned, their policy agenda has been completely upset by the arrival of conservative parties in power. Since 2006 Canada, which was one of the main political entrepreneurs of the CDCE's adoption, has displayed great reluctance towards involvement in the cultural sector. The country has not contributed to the IFCD since 2009. Throughout 2008-12 the conservative government announced major budget cuts affecting public radio in Canada, the Canadian Conference of the Arts, the National Film Board, the Library and Archives of Canada and the Coalition for Cultural Diversity. Moreover, the Stephen Harper government is seeking to rationalise the objectives and economic resources of the future UN development agenda and to emphasise an operationalised agenda based on measurable targets and indicators. In this sense the inclusion of a 'broad and abstract thematic' such as culture is clearly not part of Canada's strategy. 35 To this picture should be added the fact that the Canadian government has developed a strong mistrust of the UNESCO secretariat since the adhesion of Palestine as a full member of the organisation.
For its part Spain was previously very dynamic regarding international development cooperation on culture. In relation to the MDGs the AECID supported 18 joint programmes based on the 'culture and development' thematic with a financial allocation of $95.6 million. Moreover, in 2009 Spain organised a symposium in Paris on 'Culture and development: a response to the challenges of the future?' and in 2010 it hosted an international seminar in Gerona on 'Culture and development '. 36 In both cases the aim was to contribute to including culture as a core feature of development policies. In contrast, since 2011 the arrival in power of the conservative party and the present public debt and deficit crisis have totally changed the Spanish agenda on development policies and the place of culture among key Spanish priorities. Spain, too, has not contributed to the IFCD since 2010.
Furthermore, culture has not so far featured among the main priorities of other EU member states. On the one hand, France, Italy, Greece and Croatia, which are very involved in the implementation of the UNESCO World Cultural Heritage Convention and of the CICH, 37 are followers of UNESCO's actions within the UN arena, but they don't provide political leadership or overall support. Moreover, the regulation of digital cultural services, especially of ondemand audio-visual media services, such as catch-up TV or video-on-demand film services, has recently dominated the policy agenda of the French government -one of the CDCE's promoters -thereby making the inclusion of culture in the post-2015 agenda a secondary priority. As a result, the 15th summit of the Organisation Internationale de la Francophonie (OIF), held on 29-30 November 2014, adopted on France's initiative a resolution on the 2005 CDCE and the need to adapt it to the digital era.
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On the other hand, the UK, 39 The Netherlands and the Scandinavian countries, 40 which are leading donor countries where international development aid is concerned, are sceptical about UNESCO's initiatives for the explicit inclusion of culture in the post-2015 agenda. It is no exaggeration to say that one of the counter-arguments is 'the risk of the cultural relativism'. 41 In other words, several governments of 'developed' countries believe that culture could justify some policy practices that would be the reverse of the previous developing country commitments to some key priorities of the development agenda, such as human rights, the status of women or reducing inequality. 'The developed countries are afraid that the developing countries in the name of culture would not be respectful about human rights issues. Culture as a goal could be a barrier to other development goals.'
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The European Commission, as the agent of EU foreign policy, published a Communication in February 2015 on its views of the post-2015 agenda setting. 43 It is indicative that there was no mention at all of culture in this document, proving that the EU is keeping its distance from UNESCO's activities, even though the 'European Agenda for culture in a globalizing world', launched by the Commission back in 2006 and adopted in 2007, stated explicitly that the EU would follow an approach 'consisting of the systematic integration of the cultural dimension and different components of culture in all external and development policies, projects and programmes'.
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Conclusion By highlighting the ways in which UNESCO has sought to promote the inclusion of culture within the post-2015 agenda on SDGs, this article has examined UNESCO's capacity to act as a 'norm entrepreneur'. It argued that the UNESCO secretariat has placed itself in a strong position to promote culture within the agenda and to generate some new notions about appropriate behaviour on international development aid. In addition, a broad and composite coalition of several actors, such as Asian and ACP countries, international and regional organisations, and powerful cultural NGOs, has arisen, embracing the new principled idea. The promotion of culture in the post-2015 agenda is largely based both on UNESCO's ability to persuade a critical mass of actors about the important role of culture as a driver of sustainable development and on its desire to promote its particular interests and its policy agenda, and at the same time to enhance its credibility within the UN system vis-à-vis other UN bodies also lobbying for a better position for their policy agenda in the SDGs.
Nevertheless, 'the emergence of international norms is by its very nature a contested process and one that is a long-term endeavour'. 45 The article has illustrated the fact that this international and transnational mobilisation lacks wide political support among the most influential governments in the shaping of the agenda. The counter-arguments are various, such as the irrelevance of state intervention in the cultural sector, the broad and abstract character of culture, the risk of cultural relativism, and even the secondary place of culture among other priorities within the policy agenda of many countries. In this regard, the article has shown that several European and North American countries lack the political will to be norm entrepreneurs and to provide political leadership and substantial resources for the explicit inclusion of culture in the post-2015 development agenda. Therefore, the chances of success of the mobilisation are more than contingent.
In any case the UN Summit for the adoption of the post-2015 development agenda will take place from 25 to 27 September 2015. An interesting avenue for future research will be not merely the final place of culture in this agenda, but also the impact of the latter on how national governments and regional and international organisations design and implement policies regarding the link 'culture and sustainable development'. 
